This article approaches social policy as an integral component of a capitalist society and, by drawing on the notion of the double movement introduced by Karl Polanyi, argues that social policy intervention both limits and contributes to market expansion. While this argument could be generally applied to recent social policy changes in the current context of economic globalization, these changes were shaped against different histories of social policy development in early and late industrializing countries. This article examines the increasing importance of social policy in late industrializing countries by focusing on the case of Turkey. It is argued that social policy transformation in Turkey has involved the expansion of social security coverage along with the privatization and marketization of health and pension systems. A new system of labour market regulation has contributed to the commodification of labour while the 'state-supported familialism', which forms an important aspect of current trends in the area of social care, has served to integrate women in the prevailing flexible employment relations by simultaneously sustaining their position in the gender division of roles within traditional family relations. The populist strategy of polarization pursued by the ruling government is discussed to show how opposition to these trends toward privatization, marketization and labour commodification has been isolated.
INTRODUCTION
The economic globalization of the late 20th century brought about a worldwide expansion of markets to areas which were previously outside the orbit of market relations; societies throughout the world have been affected by the challenges of globalization. These developments have been accompanied by a widespread call for welfare state retrenchment in countries with mature welfare states. Welfare state institutions and policies have indeed undergone important changes and transformations. However, social policy has not lost its importance in advanced capitalist countries and it has acquired a novel significance in the late industrializing countries of the periphery, where public social spending has increased and new instruments of social policy have been introduced. In both groups of countries, the new developments in social policy have been situated in the context of the new global capitalism and the changes in policies and institutions constitute a response to the challenges of a new, market-dominated economic order.
How to examine, then, the politics of social policy in a context where market expansion goes together with the increasing significance of social policy intervention? In this article, this question is pursued in an inquiry into the recent social policy developments in late industrializing countries by focusing on the particular case of Turkey.
In the development of the post-World War II welfare state in Western democracies, working class mobilization and different types of class alliance have been important. In this context, 'democratic class struggle' appeared as a term used in welfare state analysis. The new politics of social policy has been shaped against this background and, as Paul Pierson (1996) argued, the political difficulty of taking existing benefits from people made it necessary for all governments to take interest group politics seriously and proceed strategically when introducing market-oriented reforms.
In Turkey, social policy change proceeded in the presence of labour unions and civil society associations, and an organized opposition to marketoriented policies which transformed the existing forms of labour market regulation and social security provision was not absent. However, the Turkish government was able to isolate this opposition in a way which invites us to reconsider the relationship between democracy, class mobilization and civil society action on the one hand, and social policy intervention on the other, looking in particular at the complex forms this relationship can take in different periods of capitalist history and in countries with different trajectories of social policy development.
This article approaches social policy as an integral component of a capitalist society and, by drawing on the notion of the 'double movement' introduced by Karl Polanyi in his analysis of the 19th century global market economy, argues that social policy intervention both limits and contributes to market expansion. While this argument could be generally applied to the recent social policy changes in the context of economic globalization, these changes were specifically shaped against different histories of social policy development in early and late industrializing countries. In late industrializing countries, certain forms of labour market regulation and formal social security systems were introduced in the context of import substituting industrialization regimes which were in place before the late 20th century wave of economic globalization. However, in these countries without mature welfare states, large segments of the population fell outside of any social security coverage, and social assistance to the poor -the first form of social policy intervention introduced during the emergence of early capitalism in Europe -was largely absent.
Against such a historical background, the social policy response to market expansion involved two different tendencies in Turkey. The existing forms of labour market regulation and social security provision were transformed in conformity with the logic of the new market economy, which led to the erosion of the benefits entrenched in the former system. At the same time, social security coverage was expanded and new policies and instruments of social assistance were introduced.
This article argues that under the Adalet ve Kalkınma Partisi (AKP) -Justice and Development Party -in power since 2002, the inclusionary aspects of social policy transformation were accompanied by a reshaping of the institutional frame of labour market regulation and the institutions of social policy which resulted in the deepening of class and gender inequalities. The strategy that the government has pursued to isolate the opposition to these developments closely reflects the characteristics of contemporary global politics. These include the emergence of certain political trends widely examined in the large body of literature on populism, which draws attention to the deviations from the norms and institutions of representative democracy through many country examples (Mudde, 2004; Müller, 2016; Urbanati, 2019) . The case of Turkey appears among these examples.
While populism is an elusive term which is difficult to define within a coherent ideological position, as a form of political government it exhibits certain typical features highlighted by the literature on the subject. Central to populist politics is the use of a polarizing discourse which divides the society into 'elites' and the 'real people'. Those who challenge the elected government are presented as 'alien others', different from the masses culturally and in their economic and social interests. Populism could thus be described as an 'exclusionary identity politics' (Müller, 2016) .
In the context of such an exclusionary identity politics, the AKP government has systematically emphasized the non-egalitarian characteristics of the former social security system and attacked the secular values of the earlier Republican governments in order to undermine the opposition. The criticisms directed against its social policy orientation by some labour unions and women's organizations have been dismissed as part of an attempt to protect the privileges entrenched in the old system, or as claims reflecting secularist ideals alien to the cultural universe of the country.
The analysis of the recent politics of social policy presented in this article is thus formed against the historical background of social policy development in Turkey and is situated in the context of a global politics marked by the salience of populism as a new form of illiberal politics. In the first section, social policy is discussed as part of a 'double movement' which both contributes to and provides protection against market expansion. In the second section, this double role played by social policy and its implications for class and gender inequalities in Turkey are examined. The last section, on the politics of social policy, discusses how a neoliberal and conservative policy orientation has proceeded within a particular historical context.
SOCIAL POLICY AS PART OF A DOUBLE MOVEMENT
The origins of social policy could be traced back to the emergence of early capitalism in 16th century Europe. As Bronisław Geremek (1997) argues in his impressive work on the history of poverty in Europe, in this period there was both a 'poverty increasing tendency' and a new understanding of poverty as social problem calling for new measures of social assistance beyond traditional forms of religiously informed charity. These measures were introduced in many European cities by secular authorities and implemented with attempts at targeting the beneficiaries by excluding 'the undeserving' or the 'alien' poor. It is possible to suggest that poverty was the main concern and social assistance to the poor was the main form of social policy in these early days.
Social policy in the form of public assistance to the poor by secular authorities came under attack in the industrial market capitalism of the 19th century. In the UK, in particular, the extremely hostile ideas against 'public charity' of writers such as Edmund Burke (1800) and Alexis de Tocqueville (1835/1997) were reflected in the Poor Law Reform Act of 1834 and the foundational role it played in the emergence of the competitive labour market. However, industrial market capitalism did not only bring about the dismantling of the existing measures of social assistance. In his analysis of the 19th century global market economy, Polanyi insisted that an economic system which required labour to be treated as a commodity (like land and money) is not compatible with human society and that society inevitably reacts to such an economic order to protect itself. The concept of the double movement, one of the key analytical concepts introduced in The Great Transformation, follows this diagnosis: 'For a century the dynamics of the modern society was governed by a double movement: the market expanded continuously but this movement was met by a countermovement checking the expansion in definite directions' (Polanyi, 1944 (Polanyi, /1957 . The 19th century social policy developments mentioned in The Great Transformation are situated on both sides of the double movement. As the existing measures of social protection were dismantled, new forms of social legislation and labour market regulation were introduced. These early forms of social legislation and labour market regulation were later developed and social security systems providing access to social services were introduced to shape the post-World War II welfare state development in advanced capitalist countries.
When we look at social policy in late industrializing countries, we see a different historical trajectory. Many of the institutions which Polanyi men-tions as part of the protective movement against market expansion were also present in late industrializing countries before their integration in the global market economy in the late 20th century. In Latin American, Middle Eastern and Asian countries, social security systems of a corporatist character, covering civil servants and formal sector employees but excluding a large part of the population, were established in the 20th century. Social assistance to the poor was the largely missing component of social policy until recently.
When late industrializing country governments found themselves in a position to follow outward-looking and market-oriented economic strategies in the context of late 20th century globalization, they also found themselves facing the challenge of new forms of poverty created by socioeconomic transformation. The introduction of means-tested social assistance policies was an important part of government responses to this challenge, which could be compared to the emergence of poverty as a political problem addressed by secular authorities in the context of early capitalism in Europe. 1 In late industrializing countries, the sequencing of the introduction of social assistance to the poor and social legislation benefiting the formally employed was reversed. At the same time, the international context in which poverty and social assistance had become important in the social policy agenda was different from the 19th century global market economy. It is interesting, for example, that Hayek, a great admirer of Burke and Tocqueville, had a different approach to public social assistance in his criticism of the welfare state. Hayek did not find all forms of welfare state policies problematic. The form that he found pernicious was 'the kind of welfare state that aims at "social justice" and becomes "primarily a redistributor of income" [which] is bound to lead back to socialism and its coercive and essentially arbitrary methods' (Hayek, 1960: 259-60) . He had no problem with other types of public policy intervention which did not have social justice and equality as objectives. As he put it, 'All modern governments have made provision for the indigent, unfortunate and disabled and have concerned themselves with questions of health and dissemination of knowledge. There is no reason why the volume of these pure service activities should not increase with the general growth of wealth' (ibid.: 257).
The difference in attitudes toward public support for those in need between Burke and Tocqueville, on the one hand, and their great admirer Hayek, on the other, could not be simply explained with reference to the growth of wealth.
Hayek was writing at a period when the well-established institutions of the Keynesian welfare state could be challenged but not totally dismantled 1. In the World Bank's World Development Report 2000 /2001 transfers appear as a component of targeted human development programmes for poor households (World Bank, 2001: 158) . For an extensive discussion of different cash transfer policies implemented in countries of the South, see Hanlon et al. (2010) ; for a critical perspective on these policies, see Lavinas (2013) ; and for a discussion on the Turkish case, see Bugra (2007) .
to return to the institutional setting of the 19th century market societies. While he was obviously against egalitarian social policy intervention by the state, he could not hope to see all forms of social protection eliminated in a pure market order in which the livelihood of people would be left entirely to the play of market forces.
Hayek might have approved of the recent marketoriented changes in health and pension systems, although it is likely that he would still find them too interventionist. The legacy of the welfare state was important in shaping not only the extent to which pro-market policies could be implemented in advanced capitalist countries but also the policy options open to late industrializing countries where market-oriented policies were being put in place in a global economy. Poverty had to be addressed as a policy problem while social security provision should be made compatible with the requirements of a market economy. Double movement, in other words, had to proceed in a new global context and against the background set by the former system of social protection. Politics of social policy in late industrializing countries was shaped in this context, but the nature and the outcome of the developments in social policy were also determined by the outlook and the strategies pursued by the governments in power.
SOCIAL POLICY DEVELOPMENTS IN TURKEY: MARKET REFORMS WITH EXPANDED SOCIAL PROTECTION
In Turkey, a formal social security system was introduced and developed in the context of a protected economy where agricultural support mechanisms provided to small and medium peasant producers, and import substituting industrialization policies were both important. The social security system was of a corporatist character which provided joint retirement and health benefits to civil servants and formally employed workers under two different organizations. Eventually, a third social security organization was introduced to cover the self-employed in the urban and rural economy on the basis of individual premium payments. Labour markets were regulated in the modern industrial sector where labour unions were quite effective in articulating and pursuing the interests of their members.
This was not an egalitarian system. Along with those occupational groups whose health and old age benefits differed according to status at work, there was a large working population who largely relied on informal support mechanisms mainly provided by the family in social risk situations. In this 'familialistic' system, women participated in agricultural production, but in the urban economy most of them remained in traditional gender relations as care providers within the family. Since the insertion of Turkey in the global market economy in the post-1980 period, the existing institutions of social protection have begun to change in the context of a rapid urbanization in an economy following a market-oriented, outward-looking strategy.
Market-oriented Social Policy Orientation with Inclusionary Elements
Certain social policy changes were introduced in the 1980s and 1990s, but the emerging system has been mainly shaped under the AKP government which came to power in 2002. Social policy transformation in Turkey has been characterized by two different trends. On the one hand, public social spending increased and there were new institutions of a more inclusionary character than the former non-egalitarian corporatist ones. On the other hand, the transformation was marked by market-oriented reforms in social security provision and labour market regulation as well as by the conservative outlook of the AKP government which was particularly important in shaping the gendered character of social policy.
As I will argue in this and the following section, these social policy developments were not only about the introduction of new policy instruments and the dismantling of old ones. Transformation of the former social security system involved both the expansion of social security coverage and privatization and marketization in health and pension systems. Labour markets were not simply deregulated; rather, a new system of labour market regulation was put in place to sustain flexible employment relations. A new form of state-supported familialism has emerged to limit the commodification of female labour and has contributed to the exclusion of women from working life, in line with the conservative outlook of the AKP.
Already in the 1980s, an attempt was made to respond to the challenge of the new form of poverty created by market-led transformations, through the introduction of a new institution, the Fund for the Promotion and Support of Social Solidarity, to provide public social assistance and to organize private charity to the indigent population. Both the amounts mobilized and the number of beneficiaries remained very limited until a major economic crisis in 2001, when they were institutionalized and expanded with World Bank support. Under the AKP government the realm of public social assistance has further expanded to include a myriad of irregular in-kind and in-cash benefits as well as regular cash transfers made to poor families, conditional on school attendance or the use of primary healthcare services for children. An extensive programme of income support for the care at home of the disabled and the elderly was introduced later as an important component of social assistance (Yentürk, 2018a (Yentürk, , 2018b .
With their novelty and variety, as well as with their potential to be used in electoral politics, these anti-poverty programmes have been more extensively discussed in academic literature than any other aspect of social policy in Turkey (e.g. Eder, 2010; Powell and Yörük, 2017) . It is important to note, however, that public spending on social assistance constitutes only a small part of total public social expenditures. The increase in total public social expenditures has been quite significant in Turkey and actually began before the AKP government came to power in 2002. In 2000, these expenditures had reached 7.5 per cent of GDP, from 2.2 per cent in 1980. They currently stand at 12.5 per cent of GDP and although this figure is much lower than the Organization for Economic Cooperation and Development (OECD) average of 20.5 per cent, 2 the upward trend is important in showing how social policy intervention forms an integral component of Turkey's market-oriented policy orientation.
A study using the European System of Integrated Social Protection Statistics (ESSPROS) methodology, which looked at public social protection spending by the central and municipal governments on health, old age, and social assistance and social services targeting disadvantaged groups, shows that in 2017 these expenditures accounted for 30.7, 62.1 and 7.3 per cent of the total, respectively. When public spending for the means-tested access to health services of the poor are added to the last figure, social assistance and social services targeting disadvantaged groups constitute 9.2 per cent of public social protection expenditure (Yentürk, 2018a: 34-43; 2018b: 49) . The increased social security coverage, and the unification of the former fragmented social protection system under a single Social Security Institution, suggest that health and old age benefits to the populations as a whole constitute an important aspect of recent developments in social policy. These developments have played a role on both sides of the double movement, as evidenced by reforms in health and pension systems which, significantly, involved measures taken in the direction of market expansion. This is clearly illustrated by Volkan Yılmaz's (2017) study on developments in Turkey's healthcare system. The Health Transformation Programme which was introduced in 2003 retained the former health-financing model based on contributions from employers and employees, with the selfemployed having to pay their own contributions. However, unlike the former model, the state has begun to contribute to the public health insurance fund an amount equal to 25 per cent of the monthly collection of premiums. A non-contributory programme, the Green Card scheme, which was introduced in 1992 to provide access to health services for the uninsured poor, was expanded to include more beneficiaries and wider coverage of expenditures. Not all private hospitals accept public insurance, but those with agreements with the Ministry of Health are also accessible to the general public with partial public insurance coverage of their services.
Notwithstanding these changes in a more inclusionary direction, the reforms in the healthcare system closely follow the World Bank's neoliberal approach to health policy. Promoting the rational use of health services was an important objective of the reform attempts. In the new system, redesigned according to the basic tenets of market rationality, out-of-pocket payments have become increasingly important for public hospital visits and medication. Additional patient contributory payments are required for visits to private hospitals which accept payment through public insurance (Agartan, 2012; Yılmaz, 2017) . Although anyone who has public insurance can in theory use privately provided health services (Yılmaz, 2017: 210) , contributory payments are set at a level that effectively limits the access of low-income groups to these private hospitals. A private supplementary health insurance scheme was introduced to cover the required patient contributory payments, but it aims to appeal to middle class patients (Yılmaz, 2013) . In this new system, the provision and financing of health services were separated. While the increasing significance of patient contributory payments undermined the understanding of health as a public good, public transfers for patient treatment made to private hospitals have also increased. 3 The trends toward privatization went together with and were sustained by state intervention in social policy. Along with the trends toward the expansion of non-public sources of health financing, including both out-of-pocket payments and private health insurance, public expenditures on health also increased from 2.9 per cent of GDP in 2000 to 3.4 per cent in 2016. 4 Changes in the pension system also involved an expansion of social security coverage along with the trends toward marketization. Turkey's former contributory system based on premium payments remained in place, but the percentage of the population covered by social security -that is, actively insured pensioners and dependants -significantly increased from less than 70 per cent in the 1990s to over 85 per cent currently (Social Security Institution, 2018: 43). However, efforts to transform the pension system closely followed the internationally prevailing lines of the neoliberal pension reform agenda characterized by concerns about fiscal problems and financial sustainability. The increase in the age of retirement and the length of the premium payment period as well as the reduction of replacement rates had already been on the agenda in the 1990s. However, the neoliberal reforms could only be fully implemented, and the trend toward marketization became salient, after the AKP came to power in 2002.
Legislation for a private pension system supplementing public pensions was passed in 2001 and implemented in 2003. Incentives were provided to increase participation in this voluntary system by offering tax rebates to participating enterprises and a government contribution of 25 per cent to the accumulated premiums was introduced later. In spite of these advantages, interest in the private pension fund remained quite low and limited mainly to high-income groups in rich provinces. In 2017, participation in the private pension system was made compulsory for the public sector and private enterprises with over 1,000 employees, with plans to eventually extend it to all enterprises. Although it is not yet clear how the new compulsory system will evolve in the future, the market rationality it embodies and tries to promote is clearly different from the idea of intergenerational solidarity inherent in a rights-based approach to old age protection. In other words, the neoliberal reform programme did not have an entirely smooth path, but it remained on the policy agenda. The increase in retirement age and the length of premium payment period are problematic, especially in the context of flexible employment relations where a-typical work is in fact quite typical for a large segment of the workforce (this will be discussed in the next section). For many workers, having stable jobs and making regular premium payments through the extended period until retirement age is likely to be quite difficult and the expansion of social security coverage hardly translates into an entitlement to a pension. There is, in other words, a basic incompatibility between the new system of old age protection and the realities of work and employment in Turkey, which implies that a non-negligible portion of currently employed people under social security coverage might not have pensions in old age. 5
The Changing Pattern of Class and Gender Inequalities in Turkey
Through the recent developments in social policy, status-based and genderrelated inequalities inherent in Turkey's former social security system have been replaced by other types of inequalities with the advent of flexible employment relations and the emergence of a new form of 'state-supported familialism'.
Flexible employment relations reflect the form of productive organization of contemporary capitalism and highlight its difference from the post-World War II industrial capitalism, in which employment relations within modern industrial enterprises had a different logic than the current anonymous, non-enduring relations of market exchange. It is possible to argue that in the new form of flexible productive organization, with the increasing importance of subcontracting, outsourcing or contract sharing and the replacement of full-time, permanent employment with types of employment which were previously called a-typical, the distinction between the firm and the market highlighted by Ronald Coase (1937) has become less clear. An increasingly large segment of the working class now comprises workers who have little attachment to a particular workplace and little hope of benefiting from 5. For a very insightful discussion on the changes in the pension system and their implications for labour, see Saydam (2018) . employment-related forms of social security. One important implication of these changes in working life pertains to the challenges they present to labour organizations and the labour movement. While the flexible employment regime is a global phenomenon of contemporary capitalism, labour market flexibility cannot be regarded simply as an outcome of spontaneous economic developments. In Turkey, labour legislation has played an important enabling role in the expansion of subcontracting relations since the 1990s and has contributed significantly to the decline of labour union density and power through this process (Adaman et al., 2009; Birelma, 2017; Ş enses, 1994) . The emergence and the expansion of the scope of the activities of private employment agencies, as important actors in the weakening of workers' ties with the place of work, have also followed legislative action in this area. A new law on private employment agencies, which was enacted in 2016, is particularly interesting in this regard. With the enactment of this law, these agencies were enabled to hire temporary employees, to work either in the enterprise or at home, on fixed contracts. This step to consolidate flexible employment practices received wide press coverage in the pro-government media. The new law was discussed especially for its significance for small and medium enterprises (SMEs) as a labour cost reducing measure which would also reduce the incentives for hiring informal workers to avoid exorbitant social security expenditures on permanently employed workers. It was mentioned that within less than one year of the enactment of the new law, the hiring of workers on fixed contracts through private employment agencies had become widespread among SMEs (Alakent, 2016) .
These changes were especially important in their negative impact on the constituency of labour unions, but workers in general have been placed in a vulnerable position in the reshaped context of industrial relations. This can be seen reflected in the falling share of labour in total income. Using annual macroeconomic data from the European Commission's Directorate General for Economic and Financial Affairs (AMECO), the decline in adjusted wage share as a percentage of GDP can be calculated at 18.9 per cent for the period 1995-2014. 6 Although a declining trend in labour shares could be observed in most of the G20 countries between the mid-1990s and mid-2010s, the trend is exceptionally strong in Turkey. 7 The factors which are behind the inequality of income reflected in declining labour shares also explain the extremely hard working conditions. 6. The AMECO database is available at: https://ec.europa.eu/info/business-economy-euro/indi cators-statistics/economic-databases/macro-economic-database-ameco/ameco-database_en (accessed 15 October 2019). 7. See ILO and OECD (2015) . Their Figure 3 (ibid.: 6) is based on the AMECO database and the ILO database shows that the decline in the labour share in Turkey between 1995 and 2012 is higher than in all the emerging economies for the same period and in the advanced countries included in the figure for the period 1970-2014.
In Turkey, weekly working hours (46 hours), as well as the share of employees working more than 48 hours per week (32.1 per cent), are among the highest in the world. 8 The problematic state of workplace health and safety conditions is reflected in the striking statistics of work accidents. According to the last report by Health and Safety Labour Watch -Turkey (2019), the estimated number of fatal work accidents was 1,923 in 2018, which might be an underestimation of the dimensions of the problem since many of the deaths remain unreported as a result of negotiations for compensation between the employers and the families of the deceased workers.
Working life in Turkey cannot be adequately analysed without considering its gender dimension. As historically observed in many other country contexts, in Turkey, too, female employment has followed a U-shaped trajectory through de-ruralization, first declining and then reaching an upward trend at a later stage. In Turkey, the decline began in the 1960s and continued for a long time until the end of the 2000s. Since then, a slow increase in urban female employment has begun to balance the decline in employment in agriculture (Bugra andÖzkan, 2012) . Nevertheless, female employment has remained exceptionally low; in fact, the female employment rate in Turkey (32.4 per cent in 2017) is the lowest in the OECD region, while female unemployment (14.2 per cent) is high in comparison with unemployment among male workers (9.5 per cent). 9 As I have argued elsewhere, the barriers against female employment include extremely difficult conditions of work which affect female labour supply decisions, but they are also related to the increasingly strong social conservatism incorporating a negative outlook on women taking paid employment outside their homes, which is reflected both in the womenunfriendly work environment and in the extremely inadequate provision of public social care in the social policy arena . Low female employment has recently appeared as a policy concern for the ruling government and several attempts were made at 'work-family reconciliation'. The current policy approach is one which involves a synthesis between the neoliberal flexible employment model and the state-supported conservative familialism. The agenda set by the National Employment Strategy for 2014-2023 incorporates a series of measures for the labour market inclusion of 'vulnerable groups' including women (Ministry of Labour and Social Security, 2017). The objective of increasing female employment is situated in the context of policies designed to promote labour market flexibility by consolidating the legal framework for fixed employment contracts and parttime work. In this policy environment, private employment agencies appear to be important actors also in their potential impact on female employment, including work-at-home on fixed contracts. Apart from the implications of flexible employment relations for both male and female workers, this attempt at work-family reconciliation closely reflects the objective of keeping women at home as care providers while also enabling them to contribute to family income and making them appear to be part of the workforce. As such, it constitutes a response to the disturbing statistics of poverty and low female employment, while public social care as a crucial determinant of female labour force participation remains a neglected question.
It is interesting, however, that while public care provision does not appear to be a policy priority, care is now addressed as a policy problem in the context of a new form of familialism which is different from the familialism that characterized the old social security system of the country. While under the old system the family was simply assumed to be the institution responsible for its members in need of care, different types of family support policies have now become important in the expanded realm of social assistance (Akkan, 2018) . The transfers made to poor families for the care at home of the disabled, elderly and children are now central to the expanded realm of social assistance, with women 'naturally' appearing as care providers.
With the absence of adequate public social care and the gendered shaping of social assistance policy around care-providing women as principal beneficiaries, social policy developments have been marked by their strongly gendered character. Women's difference has been emphasized in a conservative approach to gender division of roles and the policies directed at work-family reconciliation have continued to reflect this approach (Akkan and Serim, 2018; Alnıaçık et al., 2017) .
POLITICS OF SOCIAL POLICY
The recent social policy developments in Turkey have taken place against the background of a formal social security system which had created quite vocal stakeholders and constituencies with social rights entrenched in the former system. There was indeed strong opposition from the labour unions and professional associations to the new policies of labour market regulation supporting flexible employment relations and the trends toward privatization and marketization of health and pension systems. There were also women's organizations openly critical of the conservative familialism of the current policies targeting women as a vulnerable group in need of protection. Nevertheless, the AKP government has enjoyed widespread popular support and its social policy, especially in the realm of social assistance and healthcare, has been observed to contribute to the consolidation of its power.
The factors that explain the AKP government's success in isolating the opposition should be examined in terms of the global political context in which the social policy developments are situated, along with the nature of the country's former social security system. The AKP came to power at a time when the left-wing political movements had lost their influence in an international ideological atmosphere in which the claim to universality of the market economy seemed difficult to refute. Both the demise of 'actually existing' socialism and the failure of the developmentalist state to achieve the objectives of stable economic progress and political democracy in late industrializing countries contributed to the widespread acceptance that there was no alternative to the neoliberal political order.
At the same time, the transition to a market economy has often been portrayed as a transition from authoritarianism to democracy, from state repression to individual freedom, in countries without mature democracies. This optimism would eventually give way to feelings of disappointment with the emergence of the populist challenge to representative democracy. As widely discussed in the literature on the subject, populism emerged in the context of representative democracy, but it came with a moral claim to exclusive representation. As I mentioned in the introduction, it has taken the form of an 'exclusionary identity politics' and challenges the legitimacy of all opposition to the elected government by using a polarizing discourse.
The political discourse and political orientation of the AKP typically reflect the characteristics attributed to populism. The discursive frame of the strategy used by the AKP government was constituted with two societyspecific historical references. First, the non-egalitarian and exclusionary characteristics of the former social security system were emphasized to highlight the benefits that changes in social policy brought to the formerly excluded. Second, the foundational principle of secularism central to the earlier Republican period was attacked as part of an authoritarian regime hostile to the Islamic values of the society and an element inimical to social harmony. The appeal to the 'real people', defined as those who naturally form the constituency of the party, was formulated by using these two axes of polarization to undermine the legitimacy of the criticisms voiced by the labour unions, professional associations and women's organizations.
The creeping marketization and privatization in the health and pension systems was not compatible with an understanding of healthcare as a public good and the principle of intergenerational solidarity as a characteristic of the pensions system. The AKP government consistently and continuously referred to the inequalities inherent in the former social security system to block the formation of a unified front against these changes. Since the unification of the three social security organizations under a single Social Security Institution with expanded coverage had a real inclusionary aspect, the market-oriented reforms of the pension and health systems could proceed with considerable popular support. Through the implementation of the Health Transformation Programme, for example, the resistance of the Med-ical Association against the trend toward the privatization of health services and the business administration techniques introduced in hospital management could be dismissed without much difficulty by presenting it to the public as the doctors' attempt to defend their own interests, and a reflection of their reluctance to serve the popular masses who now had the opportunity to have access to health services on equal terms with the privileged elite (Yılmaz, 2017: 167-93) .
Labour union resistance to the advent of the flexible employment regime and the deepening of class inequality was also not difficult to contain with reference to the intra-class inequalities which created a deep divide between organized labour employed in the modern sector and the rest of the working population. In Turkey, between 1971 and 1987 nearly one in four workers was covered by collective bargaining, and the labour unions were quite effective in influencing the level of wages and social benefits of their members and could act to improve working conditions. However, they were never able to organize the majority of the workforce; union membership was beyond the aspirations of the majority of workers. Therefore, political discourses presenting labour organizations as defenders of the labour aristocracy could sound quite convincing and unions could easily be made a target of hostility not only of the employers but also the disadvantaged masses.
The polarizing discourse used against women's organizations was framed in a different way with a strong emphasis placed on women's 'natural' difference as the basis of the gender division of roles in Islamic culture. Hence, those who criticized the familialistic policies confining women to the position of care providers were presented as individuals who were alienated from their culture and did not embrace the religiously informed moral values. As discussed in the previous section, the responsibility of care for the elderly, disabled and children was relegated to the family, but familialism now appeared in a new, state-supported way. Means-tested cash transfers made to poor families formed an important part of this new form of familialism and were designed to combine the objectives of social care policy with social assistance to the poor. Like the approach to social care, the discursive framing of the problems of poverty and social assistance was marked by references to Islamic culture. Hence Islamic notions and institutions of charity were often evoked in response to the critical views calling for a rights-based guaranteed minimum income scheme to replace the many different types of irregular, discretionary and in-kind assistance provided to the poor, at times serving to influence the voting behaviour in municipal and national elections. As charity was presented as an important part of 'our culture', those who opposed the infiltration of charity relations in the realm of public social assistance could be targeted as individuals and groups who did not share the values of the majority. 10 In Turkey, where the incidence of poverty is quite high and the introduction of public social assistance policies fairly recent, this discursive strategy could be effective in assuring the political support of the poor who could not be expected to clearly distinguish between charity and rights-based social assistance. In a parallel vein, in a setting where female labour force participation in the urban economy has always been low and not really inviting in the current state of employment relations, social transfers and opportunities for part-time work or work-at-home were warmly welcomed by many women. Mobilizing for public care provision or forming alliances with workers' movements for the improvement of employment relations are incomparably more complicated undertakings and beyond the scope of imagination of the overwhelming majority of the female population, who are excluded from economic life and have very little presence in politics. 11 Taking action to acquire advantages never enjoyed before appears to be much less likely than accepting new entitlements that make life easier, regardless of their implications for progressive social change. It was not, therefore, difficult to politically isolate the opposition by incorporating into the new system the poor beneficiaries of newly introduced means-tested social assistance mechanisms, and the women who were now offered part-time work opportunities and cash transfers to continue to assume the burden of care.
Nevertheless, it would be wrong to think that the political strategy of polarization used by the AKP was pursued simply by positioning the unorganized masses against organized groups. It is true that the advent of the flexible employment regime has led to a significant decline in labour union density and power since the 1990s. Yet, in the new social policy environment of Turkey, labour union organizations are still present and a myriad of civil society associations are active. In fact, the constituency of the AKP includes labour unions organized especially among workers employed in municipal services, in the public sector and in education; these unions were able to considerably increase their membership with political support from the ruling government. Statistics for the period 2013-19 indicate an increase in union membership. The membership of the largest confederation, Türkiyeİşçi Sendikaları Konfederasyonu (Türk-İş) -The Confederation of Trade Unions of Turkey -and the socialist confederation, Devrimciİşçi Sendikaları Konfederasyonu (DİSK) -The Confederation of Progressive Trade Unions of Turkey -increased by 38 and 71 per cent, respectively. But the increase for Hakİşçi Sendikaları Konfederasyonu (Hak-İş) -Hak-Is Trade Union Confederation -which is a labour union confederation firmly situated in the constituency of the AKP and the only confederation 11. The exclusion of women from political life can be seen, for example, in the share of seats held by women in the parliament, one of the components of the Gender Inequality Index. The figure for Turkey is 14.6 per cent, a much lower figure than the averages given for all human development groups and for developing countries (21.9 per cent). See UNDP (2018).
able to organize the workers in municipal services in almost all of the AKPgoverned municipalities, was a remarkable 311 per cent (DİSK-AR, 2019). A similar trend is observed in the impressive success of the politically privileged public workers' confederation, Memur Sendikaları Konfederasyonu (Memur-Sen) -The Confederation of Public Servants' Trade Unionsin increasing its membership. 12 The increase in union membership was not only very unequally distributed between different confederations, but it was not accompanied by a parallel increase in collective bargaining coverage. This discrepancy between union density and collective bargaining coverage was problematized in a report by DİSK which raised a series of questions about its implications for the articulation and pursuit of workers' interests (DİSK-AR, 2019). Nevertheless, unions are still important actors, especially in the role some of them play in limiting the potential for the formation of a unified working class movement. A parallel divide also exists among women's organizations. The 'adaptive expectations' of a large portion of the female population which were formed in the context of traditional gender relations constituted an important obstacle to the organizations' mobilization around a progressive policy agenda. Some of the women's NGOs have been actively trying to dismantle this obstacle, but their success has been limited by the polarization in the realm of civil society. As they call for proper policy action to address the underlying causes of gender inequality, they find themselves under attack not only from the government but also from the pro-government and government-supported women's organizations that systematically distinguish gender equality from 'gender justice' which they claim to be defending. There are many such NGOs that endorse the conservative discourse on culturally rooted differences between men and women used by the government to justify women's disadvantaged position in the labour market; they collaborate with the government in the formation and implementation of policies which serve to sustain and enhance the traditional division of gender roles. A particularly interesting example of these conservative women's organizations is Kadın ve Demokrasi Dernegi (KADEM) -Women and Democracy Associationin which the president's daughter plays an active executive role. 13
CONCLUSION
On the basis of the transformation of Turkey's welfare regime discussed in this article, it is possible to make the following observations which might be useful for the analysis of recent social policy developments in late industrializing countries. Social policy forms an integral component of a capitalist economy. Through a market-oriented socioeconomic transformation, social policy intervention plays a double role, both limiting and contributing to the expansion of market relations. In Turkey, new forms of market regulation have sustained the trends toward privatization and marketization in a hybrid system of social security provision in which both the state and the private sector are important. Both the expansion of social security coverage and the new policies and instruments of means-tested social assistance have, to a certain extent, prevented the total subjection of people's livelihoods to the market. At the same time, the commodification of labour was an important outcome of the legislative changes in industrial relations contributing to the advent of a flexible employment regime. While working women in the employment regime in question are severely exploited, like male workers, it should also be recognized that the social assistance and social care policies implemented have together enhanced the exclusion of women from the labour market and limited the commodification of female labour.
It is important to adopt a historical perspective in the investigation of social policy transformation, for two reasons. First, the transformation takes place against the background formed by the former welfare regime of the country which defines the structure and the distribution of benefits that are being lost or gained by different social actors. Politicians can always try to play the formerly disadvantaged against those who stand to lose from the changes that are being introduced and to isolate those opposed to the direction of change. The extent to which worker mobilization and the formation of class coalitions for an egalitarian orientation in social policy would be possible is significantly determined by the expectations and claims formed by the past experiences of different actors.
Second, the nature of social policy development closely reflects the particular form the capitalist order assumes in a given historical period. In this regard, one could recall the well-known passage from The Manifesto of the Communist Party in which Marx and Engels write that 'Constant revolutionizing of production, uninterrupted disturbance of all social conditions, everlasting uncertainty and agitation, distinguish the bourgeois epoch from all earlier ones' (2008: 10). If capitalism is characterized by everlasting transformations of economic and social conditions, these transformations will also be reflected in social policy intervention in its relationship with the economic, social and political setting of the global capitalist order. It is important, therefore, not to overlook the fact that the form of productive organization of contemporary capitalism is different from that which characterized post-World War II industrial capitalism where employment relations within modern industrial enterprises had a different logic than the anonymous, non-enduring relations of market exchange. In the current system of flexible production, employment relations increasingly follow the logic of market exchange, which presents an important challenge to labour organizations and the labour movement. 'Democratic class struggle', a term used in the analysis of the post-World War II welfare state, appears hardly applicable in the current environment of social policy.
This does not, however, necessarily preclude the existence of union activity or a vibrant civil society in the social policy arena. Politics of social policy in Turkey has been characterized by the exclusionary identity politics pursued by the government to polarize the civil society and to isolate the opposition. Labour unions and civil society associations within the constituency of the ruling political party have significantly contributed to the government's success in gaining popular support for a non-egalitarian social policy orientation sustained by evoking the inequalities inherent in the former social security system and the past injustices faced by the culturally alienated majority. Beyond the society-specific nature of Turkey's political environment, it is important to see how this environment articulates with the developments in global politics which are analysed in a growing literature on populism. Populist trends are now observed in many countries as a salient phenomenon in the contemporary capitalist order and their implications for social policy development need to be analysed by considering the interface between domestic and international factors which determine the politics of social policy change in different societies.
